Abstract. In 1798-1799 Bentham lent his services to Patrick Colquhoun in drafting Bills to regularize the new Thames Police Office and to establish a Central Board of Police. While recognizing Colquhoun as the 'author of the system', Bentham brought his own utilitarian philosophy to bear on the task, and his arguments shed light on the twin role of licensing in both providing the finance necessary for an expansion of police, and in generating a flow of information for use in deterring, detecting and apprehending criminals. The Police Gazette and the Calendar of Delinquency were to be official publications of the proposed Board of Police, which combined the promulgation of information (thus increasing public knowledge through the understanding) with the effort to mould public opinion (thus influencing the will). Dissemination of facts provided grist to the existing moral sanction's mill, and facilitated cooperation between the people and the agents of penal law. In reaction to anxiety about contagion from revolutionary France, Bentham also explicitly seeks to guide and direct public opinion, thus connecting his police writings directly with the esoteric elements of indirect legislation.
By the public police and oeconomy I mean the due regulation and domestic order of the kingdom: whereby the individuals of the state, like the members of a well governed family, are bound to conform their general behaviour to the rules of propriety, good neighbourhood and good manners; and to be decent, industrious, and inoffensive in their respective stations. (1765-1769, iv. 162) The central core of Blackstone's police was thus the maintenance of order. He went on to argue, in discussion of recognisances (that is forfeitable securities deposited with courts for future good behaviour), that, where feasible, 'preventive justice is … preferable in all respects to punishing justice' (1765-9, iv. 248). 10 Colquhoun consistently highlighted the importance of preventing crimes. However, as Neocleous notes (2000, 712) , he in fact deployed both old and senses of police in his definition:
POLICE in this Country may be considered as a new Science, the properties of which consist not in the Judicial Powers which lead to Punishment, and which belong to Magistrates alone; but in the PREVENTION AND DETECTION OF CRIMES, and in those other Functions which relate to INTERNAL REGULATIONS for the well ordering and comfort of Civil Society. (Colquhoun, 1800, unpaginated 
preface) § 2. Police and Prevention in Bentham's Writings
For the most part, Bentham mentions police only in passing in his early jurisprudential writings, where he too stresses prevention, describing police as 'the power which occupies itself in preventing mischief ' (1970, p. 198n) . 11 Bentham divides the functions of police into prevention of mischief by natural calamity and mischief by internal enemies, that is criminals.
In relation to the latter, he distinguishes between 'preventive police' and justice:
As to mischief from internal adversaries, the expedients employed for averting it may be distinguished into such as may be applied before the discovery of any mischievous design in particular, and such as can not be employed but in consequence of the discovery of some such design: the former of these are commonly referred to a branch which may be styled the preventive branch of the police: the latter to that of justice. (1970, p. 198) In a long note, Bentham argues that although it will often be difficult to distinguish between the functions of justice and those of the police, his suggested distinction appears the only plausible line of separation (1970, p. 198n) . This distinction was partly temporal-police refers to things done to combat mischief before the authorities become aware of specific mischievous designs; justice to things done in awareness of such designs-and partly a matter of a significant variation in focus. Thus measures of justice concern only the specific type or types of offence in relation to which judgment is demanded, and apply exclusively to the particular individual manifestations thereof in question; measures of police might easily concern the former, but never the latter. In one sense, this looks a long way from a modern definition, in which the police spend most of their time investigating specific instances of criminality, but in another sense anticipates Colquhoun's distinction between the punishment of crime, which is the preserve of the magistracy, and its prevention, which is the business of police. Although Bentham frankly admits that the idea of police 'seems to be too multifarious to be susceptible of any single definition', two inferences might be drawn as to his understanding of the concept. First, police is essentially preventive. Second, police includes action against calamity as well as against crime.
In both parts of its field of action, police was to be distinguished from other regulatory systems which might be, and often were, confused with it, by its negative or prophylactic focus on preventing evil as opposed to producing positive good: 'Other functions, commonly referred to the head of police, may be referred either to that power which occupies itself in promoting in a positive way the increase of national felicity, or that which employs itself in the management of the public wealth ' (1970, p. 199n) . In discussing offences under the former head, Bentham lists breaches of a series of trusts which the agents of the state might undertake, whose objects range from the promotion of knowledge, to ensuring (whether by providing directly or by regulating private provision is unclear) good education, to the care of those suffering from physical diseases and of the insane, to the care of the poor, the provision of compensation to victims of mischief, and, finally, 'the hedonarchic trust', or that of presiding over pleasures (1970, p. 262n ). Bentham does not expand on 'these examples of the principal establishments which should or might be put on foot' for making positive increases in national felicity (1970, p. 262n ), but they appear to remove many of the responsibilities ascribed to police by the continental understanding. In relation to offences against the public wealth, Bentham lists non-payment of monies owing to the state, such as forfeitures and taxes, and a further series of breaches of public trusts involving peculation or mismanagement of public funds (1970, p. 262n) . Insofar as the management of public monies might plausibly be seen as part of the maintenance of good order, this classification removes a further set of responsibilities from the European notion of police.
Further light is shed on the distinction between the prevention of evil and the promotion of good by turning to Bentham's essay on 'Indirect Legislation', written in 1782.
He opens his text thus:
The end of government, wherever it is what it ought to be, is to provide for the happiness of the governed. Happiness in provided for partly by combating mischief, partly by promoting good. The former way is that in which there is most to be done by government, and in which the necessity of its interference is least contestible. (No date. UC lxxxvii. 2)
After listing the possible sources of mischief, and limiting the focus of the essay to expedients for the prevention of delinquency and misrule (that is, breaches of the trust which constitutes the rationale of government, or, in other words, misconduct on the part of the sovereign or her agents), Bentham continues:
A word or two concerning that branch of government of which the principal destination is to promote good. Opposite as are the ideas annext to the words good and evil, this is not equally the case with the propositions in which those terms occurr. To avert evil is one way of promoting good; nor will any good which is introduced be acknowledged to be of any value, except in as far as it stands clear of evil. The things themselves being thus intimately blended, the prevention of evil, I mean, and the production of good, it will not be wondered at if the case should be the same with regard to the operations which are planned with a view to the giving birth to such effects.
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After introducing political economy, Bentham makes the comment that 'the promotion of positive good' by government is to be assigned to that branch of political economy (the other being the provision of revenue for the exercise of the functions of the state) 'which consists in the promoting the encrease of the national wealth and the national population'. Political economy is thus distinguished from indirect legislation on the one hand, and from police on the other. Further, remember Bentham's list of public trusts for increasing national felicity in
Introduction to the Principles of Morals and Legislation: unless promoting the increase of population and wealth could be brought under the rubric of caring for the diseased and the poor and presiding over pleasures respectively, the sphere of the provision of positive good as understood in 'Indirect Legislation' is rather more limited than it is in the former work.
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Given the centrality of prevention to Bentham's notion of police, one might expect the latter concept to feature centrally in 'Indirect Legislation', which he summarized as 'the several ways of preventing misdeeds otherwise than by (force of) punishment immediately applied to the very act which is obnoxious ' (1971, p. 127 [35] [36] [37] [38] . Despite this lack of centrality, Hume is surely correct in judging that Bentham's development of Indirect Legislation 'accounted for and legitimized preventive police as an activity of government', and in reading large swathes of the essay as 'a sort of manual of preventive police ' (1981, pp. 77, 97) .
We cannot be certain of the reasons why police, which might easily have been adopted as the main subject of 'Indirect Legislation', cuts so marginal a figure in the work.
Perhaps one part of the answer lies in the fact that the ostensible subjects of 'Indirect Legislation', delinquency and misrule, extended to only half of the sphere of police, since
Bentham had explicitly excluded from discussion any consideration of the prevention of calamity. Another part may lie in a reluctance to make systematic use of an idea to which he knew that an English audience was liable to react negatively. Finally, while the explanation cannot simply lie in his ignorance of the concept-it is clear from his earlier discussion that he knew more or less what he understood by it-his admission that the concept was too multifarious to be easily definable might also explain his reluctance to make it the centre of his analysis.
In the mid-1780s (Lambert, 1975, pp. 45-48) . 22 Colquhoun had thus repeatedly identified the ease of traffic in stolen goods as an obvious failing on the part of the criminal law, which was traceable partly to not making receipt of such goods a discrete offence, partly to failure to identify, define, and prohibit other accessory offences, partly to incompetent drafting, and partly to failure to establish anything like an inventory of dealers in second hand goods (1797, pp. 10-17, 176-191, 423-424 (Bentham, [2018], pp. 150-155, 183-184 {UC cl. 182-192, 245} (i.e. 'Police Bill' § § 1, 32) ), to keep accounts of receipts and sales, inspectable by the officers of the Board (Bentham, [2018], pp. 177-179, 186 {UC cl. 233, 249 (i.e. 'Police Bill' § § 27, 35}) , and to submit to search of premises (Bentham, [2018], pp. 184-185 {UC cl. 246-248 (i.e. 'Police Bill' § § 33-4} Gazette (Bentham, [2018], pp. 194-196 {UC cl. 266-7} (i.e. 'Police Bill' §45) . In terms of using increases in public knowledge to reduce offences, of reducing temptations to offend by increasing the difficulty of offending, and of providing organized invigilation or surveillance,
the Police Bill appears to be no less than a systematic exercise in indirect legislation.
Neocleous argues that the modern understanding of police as limited to the control and investigation of crime marks a typically liberal attempt to postulate civil society as an autonomous and spontaneously self-governing sphere which is independent of the state, and which demonstrates 'liberalism's inability to grasp the nature of state power ' (1998, 427) .
The development of a modern concept of police as an institution for combating disorder in the shape of criminality is presented as proceeding in parallel with the development of classical political economy and its assertion of the 'natural' order of market exchange. For Neocleous, the different treatments given to police by Smith in his unpublished 'Lectures on Jurisprudence' on the on hand (where police refers to a wide-ranging responsibility of government which encompasses, among other things, the best arrangements for generating prosperity), and in Wealth of Nations on the other (where it refers exclusively to erroneous and restrictive mercantilist interferences with natural liberty), illustrate the two related developments, and offer a striking example of the change in the meaning of the concept.
Under the old understanding, 'because the task of police was the maintenance of order in all its aspects', no meaningful distinction was to be made between 'government' and 'police', since 'the condition of the order which was to be maintained by the police was the order of the state'. (Neocleous, 1998, 432) Under the new understanding, civil society was understood to be self-policing, or rather as subject to the natural policing of the market, which was identified as 'the operating principle behind civil society. This depoliticized the state of prosperity. ' (1998, 444) For Neocleous, the consequence of divorcing state from civil society was that the 'concerns of police and the concerns of political economy are torn apart, the science of wealth seemingly cut off from the science of police ' (1998, 445 are narrowed down to internal and external security and of providing the sort of public works and institutions which it is not in the interest of individuals to supply.' (Neocleous, 1998, 443) And compare both however, 'it is not that the discourse of police is displaced by the discourse of political economy and the system of natural liberty… but that police and political economy are the two sides of the same discursive coin' (Neocleous, 2000, 717-718) . Colquhoun is credited with seeing that the naturalness of the social order within which market discipline operates is the artificial construction of concerted state action. In order for the market to function efficiently, its acceptance as an inescapable natural fact requires, as a necessary condition, the establishment of a moral consensus precisely as to its non-artificiality. As Dodsworth puts it, the liberal preventive police is itself underpinned by an understanding and recognition of the central role of the state in creating the social order, 'the idea of prevention emerging as part of a detailed regulatory system that sought to actively create the social order ' (2007, 451) . For both men, security, the enforcement of the protections promised by the legal order, plays the crucial role in both wealth creation and in the achievement of whatever happiness human beings can attain. Notwithstanding his employment of the rhetoric of natural liberty, Smith himself is perfectly well aware of the potentially positive and extensive role of the state in providing security, in creating and maintaining the conditions in which citizens can live worthwhile lives, and in addressing the inequities liable to result from failing effectively to regulate the rhetorically 'self-regulating' market.
The substance of Bentham's political economy coincides to a large degree with that of Smith. However, the transformation of civil society into an autonomous, self-regulating sphere is not only absent from Bentham's thought, it is explicitly and roundly rejected.
Bentham was simply less disingenuous about the constitutive role of law in establishing the conditions in which commercial societies could flourish. In this sense, Smith's political economy succeeds precisely by making the artificial look natural, and by keeping the supporting machinery out of sight behind the curtain. Bentham, as befits 'a theorist of the art and science of government' (Engelmann, 2017, 71) , that is of police in its broadest sense, is concerned precisely with making the machinery transparent and evaluating its effectiveness in delivering welfare.
Bentham agreed with Colquhoun on the importance of policing the poor, that is the vast majority of the population, in the sense of seeking to influence their moral outlook.
Bentham's 1799 contribution to this goal will receive detailed discussion in § 5, but, given the importance in a British context ascribed by Neocleous to Colquhoun's ground-breaking concept of 'social police', the connection between policing and poverty demands investigation here. For Neocleous, 'Following Malthus rather than Bentham, Colquhoun was a key figure in effecting a conceptual break in the notion of the "labouring poor" that was to become a crucial conceptual device in the class strategies thereafter '. (2000, 715) The prevailing opinion of commentators on Colquhoun's efforts to reform the police is that one of his most original contributions was the advocacy of using official channels of intelligence to mould and direct public opinion. Radzinowicz devotes a subsection to Colquhoun's 'Moralizing Police Gazette' (Radzinowicz, 1948-86, iii. 296-8) However, the two men also differed significantly, most notably over Bentham's proposal for the provision of relief by a joint-stock company (Bentham, 2010, pp. lxxxiv-lxxxv) .
Bentham would also plead guilty to advocating the commodification of labour, arguing that the process was a necessary condition for the efficient functioning of a commercial society, and that such societies delivered benefits, to the poor as well as the rich, In every different spot over which it passes, the property passing to and from the Thames is subject to diminution, partly from natural and inevitable waste, but in an incomparably larger proportion to artificial diminution and decrease. In comparison of the latter branch, the quantity of the former is so very small, that were this all, and could it be kept separate from the other, it might without any loss or inconvenience worth regarding be abandoned to any such persons to whom their situation gave the requisite facility, and their industry an adequate motive to collect it. ([2018] , p. 40 {UC cl. 96})
Bentham argued that since the necessary separation between natural and factitious waste cannot be made: 'In a case like this, even destruction would be better economy than donation or allowance: it would be better economy to destroy the spillings altogether than to give them to, or suffer them to be taken by, any of the individuals who are occupied in or in the neighbourhood of the spot in which they take place.'
The inescapable inference is that if Colquhoun was one major figure in the development of the legal buttressing of capitalism, Bentham has a strong claim to be another. Whether, on the ground of preponderant utility, and ultimate eligibility, the principle of that Bill-supposing it comprehensively and consistently followed up, and carried through all the several applications which the end in view would require to be made of it, in order to give it its full range and efficacy- In contemplating the several occupations which for one reason or another had presented themselves as proper to be included in the proposed licencing system for the purposes of Police, it was impossible either for the original Author of the System or for the Drawer of the present Bill … to be insensible to the … opportunities which from time to time presented themselves … for the deriving from the same subject matter an accession in one way or other to the Revenue. The idea of union of these two designs appeared throughout as being uniformly attended with one very considerable and prominent head of recommendation: viz. that of purchasing, at the expence of one and the same mass of vexation … two separate and independent masses of benefits: so that, in short, under favour of this combination of views, one of two very good and necessary things, each of which could not be obtained, if aimed at alone, without a very considerable degree of vexation, might thus be obtained gratis, and without the payment of any such price. … Happily so close, so natural will the alliance between these two great branches of Government, Revenue and Police, be found to be, that there is perhaps scarce an instance in which, from the measures suggested in the first instance as necessary by the one, a collateral help may not be afforded to the other. (Lambert, 1975, p. 57) . 37 In his summary of Bentham devotes to notes to the sections of the Bill which concern the same subject.
would upon the whole stand the test of examination, is a question which, from the first to the last, it never seemed necessary or so much as competent[?] to me, to take upon me to grapple with. What I did see in the principle, was-its indispensable tendency to be productive-and that in a very high degree-of the effect aimed at by it-the diminution of the habitual mass of criminality, in the most exuberant and pernicious of its shapes. This was a great and indubitable good. A point I did not tax myself, nor so much as permitt myself

§ 4. The Calendar of Delinquency and Moral Calculation
The Calendar of Delinquency, an annual statement of offences committed, including offences unprosecuted, and identifying the outcome of any legal process arising from those offences, was to be presented to Parliament by the Board of Police, which was also to 'suggest all such regulations as in their judgments shall appear best calculated for augmenting the efficacy or, without prejudice to the efficacy, mitigating the severity, of the penal branch of the Law … and for diminishing … the expence' (Bentham, [2018] Bentham contrasts policy-making in matters of police and political economy, arguing that the former does not suffer from the weakness of the latter, in which government intervention was usually a matter of robbing Peter to pay Paul: 'Capital can not be given to one branch of industry without being taken from another: but reductions may be made in the number of offences of any one class committed within the year, without any addition made to the number of any other.' The Calendar would allow the evaluation of policy according to its effects, so that it 'will be, to penal legislation, what the thermometer is to Chemistry' (Bentham, [2018] , p. 334 {UC cl. 598}). It would make rational policy making based on cost-benefit analysis possible:
Abstractedly considered, it is easy enough to devise measures that in one shape or other would be serviceable in the way of Police. But will the advantage in each case afford sufficient payment for the vexation and expence? On that question depends the eligibility of each measure: and to that question it is only from the Calendar of Delinquency that a substantial and perfectly satisfactory answer can be deduced. (Bentham, [2018] , p. 335 {UC cl. 600})
Bentham works through an example of calculation in evaluating an hypothetical proposal that a Marechausée, or national watch, be instituted to reduce the incidence of highway robbery.
His approach is noteworthy on several counts. First, it seeks to use the proxy of money value to measure the value of a range of variables on a single metric. Second, it is entirely consistent with the method he had set out for estimating the value of pleasures and pains in
Introduction to the Principles of Morals and Legislation (1970, pp. 38-41) . Third, it recognizes the limitations of the method, and frankly admits that significant relevant variables do not admit of precise measurement. Finally, and notwithstanding those limitations, it cleaves to this method as the only rational means of evaluation.
Using money as a metric offered two major advantages. In the first place, it avoided all the problems of seeking to measure intensity, the dimension of sensations which Bentham admitted throughout his career to be 'imponderable', that is incapable of direct objective measurement (1998, p. 254). For pains and pleasures which could be translated into money terms this difficulty was surmounted indirectly. Second, it reduced all values to commensurability on a single metric (Quinn, 2014, 77-89) . Thus the estimated cost of the Marechausée was assumed to be £40,000, whilst the Calendar of Delinquency was assumed to reveal that the annual value of property lost through highway robbery was £20,000. It seems that the pain of the taxation necessary to fund the watch easily outweighs the potential benefit, especially since the assumption that the watch would completely eliminate highway robbery is likely to prove over-optimistic, so that the alleged benefits will actually amount to something less than £20,000, while the Calendars of Delinquency for the years following the implementation of the measure would supply an objective indication of the amount of the reduction. However, although the measure was aimed primarily at deterring highwaymen, it would in all probability deter other offences as well, for instance smuggling, and its effects on these also required to be taken into account, and, by reference to successive Calendars of Delinquency, these effects too might be expressed in money terms. Further, as Bentham had always stressed (1970, pp. 144-147) , to estimate the mischief of offences accurately the secondary mischiefs of danger (the objective chance of suffering from a similar offence in future), and especially of alarm (the subjective apprehension of danger), had to be added to the primary mischiefs suffered by the victim and their connections. In relation to highwayrobbery, 'the general apprehension in the neighbourhood of a road on which robberies are frequent, and the restraint on travelling which, to a certain degree, will be the result of such apprehension, remain to be added to the account.' At this point, utilitarian calculation became less precise:
These items, unfortunately, are not to be had in figures. And hence, but hence only, arise those incommensurable quantities by the amount of which the conclusions deducible from this source of information will fall short, in point of certainty and precision, of those which rest in their whole extent on the basis of mathematical demonstration. ([2018] , p. 336 {UC cl. 601})
Bentham does not expand on this brief comment, but it is a significant concession to the imperfections of moral calculation. At the minimum, it could be construed as merely a reference to the fact that data on alarm were not intended to collected by the Calendar of Delinquency, and were, therefore, 'not to be had in figures'. However, the reference to 'incommensurable quantities' makes it much more plausible to interpret it as a frank recognition that not every pain or mischief could be accurately expressed in money terms, an admission which Bentham had made early in his career, and never repudiated. 39 Equally important is Bentham's response, which is to move directly from the concession to a qualification, but by no means a retraction, of the claim made early in the discussion that 'nothing can be clearer than the results that may be afforded, nothing more conclusive than the inferences' derived from the Calendar of Delinquency ([2018] , p. 334 {UC cl. 597}).
Utilitarian calculation might be less exact than one would wish, but it remained the only defensible approach for those seeking a rational criterion for the evaluation of rules or institutions. § 5. The 'Moralizing Police Gazette'
The primary function of the Police Gazette was the dissemination of knowledge. As Bentham noted in 'Bill for the establishment of a Board of Police':
it might contribute in an especial degree to the bringing of offenders to justice, if a channel of appropriate intelligence were established, in such sort that, in and by means thereof information of predatory and other offences might immediately, and without expence, be received from persons aggrieved and others, and convey'd in the same manner to all persons throughout this United Kingdom to whom … opportunity might occurr of contributing to the discovery or apprehending of the Offender, (Bentham, [2018], p. 194 {UC cl. 266}) The idea of a Police Gazette was not itself new. Sir John Fielding, principal magistrate for Westminster for over twenty-five years, had consistently used newspaper adverts to broadcast descriptions of wanted fugitives, and in the early 1760s submitted to government a general plan of police for London, which argued for 'a Paper established by Law, in which every Thing, relative to the Discovery of Offenders, should be advertised, and that all Persons be bound to take Notice of whatever is advertised therein' (Radzinowicz,1948-86, iii. 478 ).
In 1772, in a series of circulars addressed magistrates and mayors, he proposed a co-ordinated national system of reporting and disseminating information relevant to crime, and published and distributed to magistrates and gaolers the first issues of the paper he had envisaged, the Quarterly Pursuit (Styles, 1983; Razinowicz, 1948-86, iii. 47-54, 479-84) . In 1773, Fielding succeeded in convincing government to cover the cost of publication and distribution, and the paper continued publication, under several different titles, 40 and was offered to public sale from 1793. Thus, though neither explicitly say so, Bentham and Colquhoun were seeking to build directly on Fielding's work, while a publication which sought to address the need for intelligence which they identified was already in existence.
The Gazette of Bentham's Police Bill was to be published weekly or more often, was to be free of stamp duties, and would be distributed without charge to all magistrates, all pub licensees, all licensees under the new system, and all parish officials, both of the Church of England and of dissenting congregations. Bentham estimated this 'factitious or forced circulation' at 100,000 ([2018] , p. 324 {UC cl. 580}). The Gazette was also to be offered to general sale at a low price, while its cheapness and the combination of natural interest in issues of personal security, and that human prurience which delights in 'true crime', might increase the readership to some 500,000 (Bentham, [2018] , p. 325 {UC cl. 581}).
In terms of its content, the Gazette was to contain 'all such intelligence, and such intelligence only, as … shall be … contributory to the detecting and bringing to justice persons guilty of offences' (Bentham, [2018], p. 195 {UC cl. 266}) . More specifically, it would contain intelligence of crimes:
The ground work-the standing ground work-of it, is composed of the events of the day:-in a word, of news: of all species of information the most generally and strongly interesting: and of that species of news which-with reference to the understanding and affections of … the most numerous classes of society-is of all species of news the most interesting. (Bentham, [2018] , p. 323 {UC cl. 579})
It was thus primarily a tool for the dissemination of information between understanding and understanding, and thus not dependent for its efficacy on the employment of affective appeals to emotional or political bias. It would facilitate at once reciprocal exchange between public officials charged with investigation of offences on the one hand, and between members of the public and those officials on the other. In this mode, it was effectively an extension of Fielding's paper, and a direct anticipation of Edwin Chadwick's similar proposal made thirty years later (1829). Fielding had predicted that such dissemination would reduce crime by reducing the power of criminals, who would no longer be able to escape justice (and remain free to undertake new depredations) by the simple expedient of quitting the neighbourhood where the crime was committed.
As noted above, Neocleous identifies the moralizing agenda of Colquhoun's Police Gazette as the crucial factor which differentiates it from Fielding's prototype. However,
Colquhoun makes absolutely nothing of the Gazette as a means of moral instruction before the period of his intense co-operation with Bentham, or indeed for several years after it. As also noted, The Gazette does appear in Colquhoun's evidence to the Finance Committee, where he outlined first its primary role as a conduit of information (Lambert, 1975, cxii. 59) and then a supplementary role as follows:
The same Publication might also prove highly useful as a Means of conveying Instruction to the innocent and well disposed Part of the Community, respecting Frauds and other criminal Devices, for the purposes of putting them on their Guard, and occasionally serve as an Instrument for the Promulgation of such Laws, as might not otherwise come within the Knowledge of those whose Conduct they are designed to regulate. (Lambert, 1975, p. 59) Despite the use of 'instruction' here, the content of that instruction remained limited to Bentham's own focus on the moralizing influence of the Gazette emerges in his 'Notes to the Police Bill'. When he begins to offer examples of the additional benefits provided by the Gazette, he first offers uses which exemplify the importance of disseminating factual information, and which he had used almost twenty years before in 'Indirect Legislation', namely the prevention of escapes, desertion and double-enlistment, and cannot forbear proposing that identity-tattoos might be rendered compulsory for members of the armed services, though clearly not anticipating a positive response (Bentham, [2018] , pp. Bentham noted that reports of the apprehension and punishment of offenders, which, if all went well, would increasingly constitute the bulk of the Gazette's contents, were in themselves 'a perpetual lesson of morality and of submission to the laws'.
320-321 {UC cl. 572}). It is in his next suggestion, involving the distribution of the
But besides this, though precluded from the circulation of every thing else that can bear the name of news, it need not be, nor ought it to be, expressly precluded (and if not expressly, it will not be regarded as virtually precluded) from administering useful instruction and exhortation of the moral, and, upon occasion, the political cast, in whatever forms may from time to time present themselves as best adapted to the purpose. (Bentham, [2018] , p. 323 {UC cl. 576} emphasis added)
Since newsworthy events do not happen at regular intervals, all newspapers are liable to suffer from slow news days. Fortunately, 'inequalities of this kind are what all newspapers are in the habit of supplying, for the purpose of exhibiting on each day of publication a paper of a uniform size'. In consequence, in the Gazette this 'collateral part' would 'pass not as a novelty, nor as directed to any special end, but as coming in as a matter of course, in conformity to the custom of the trade':
The occasional superstructure, the didactic part, will have at any rate the circumstance of contiguity, to cement the idea of it in the mind with the idea of the other part, and thus obtain for it a portion of the same favour: and by grafting it upon the other, as the moral is upon the fable, the sermon upon the text-or (to come nearer) the observation part in a newspaper upon the intelligence part which gives occasion to it-the association will be rendered still more intimate and indissoluble. The Gazette would do better:
Five hundred thousand forms … but a part-of the audience to which the sort of sermon in question would be preached weekly and as much oftener as was thought fit, addressed to ears the attentiveness of which would not be subject to those causes of failure which affect the efficacy of other sermons. Not a nook nor a cranny in which this antidote would not be sure to meet whatever poisons of the moral or political kind either actually are or ever can be administered: and beyond that, the antidote would preoccupy and preserve thousands and thousands of minds, in places into which the poison … can never hope to penetrate. ([2018] , p. 325 {UC cl. 581})
I have argued elsewhere that some of the expedients of 'Indirect Legislation' presented by Bentham seem to fly in the face of his commitment to transparency (Quinn, 2017, 29-32) . In discussion of the Police Gazette, he repeatedly urges government to exploit its ostensibly objective nature, and the public perception of its objectivity, to pass off substantive moral judgments and condemnations as equally objective. Needless to say, a government-inspired moral catechism which declared itself to be a moral catechism would do nothing but alert the 'neutral or indifferent, to put themselves upon their guard against its influence'. The contrast with 'Transparency Bentham', the apostle of the conjunction of rule with rationale, and of the exposure of all exercises of public power to unremitting public scrutiny, could hardly be more stark. In 1782, in 'Indirect Legislation', Bentham had written:
There are but two plans of dealing with the people that bear any tolerable colour of propriety: perfect mystery or perfect unreserve. To exclude the people perfectly and absolutely from the knowledge of their affairs, or to give them as perfect a state of them as possible: to shut the door of intelligence altogether, or to throw it open as wide as possible: to keep them from forming any judgment at all, or to enable them to form a right one: in a word, to deal with them like beasts or to deal with them like men. (No date. UC lxxxvii. 110)
How might this tension be reduced, or at least explained? The short answer is fear. It has been a commonplace for many years that the 1790s were a decade during which Bentham wrote some very unBenthamic things. 43 Ideally, communication should took place between understanding and understanding, on the basis of facts, but, noted Bentham in 1794, 'The people are all will-they have no reason, no understanding. … A proposition must be extremely simple or their minds can not take hold of it-and when they do, it can only be through the medium of their affections' (No date. UC xliv. 2). A year before drafting the Police Bill, Bentham hoped to interest government in his plan for the reform of the poor laws, partly by the promise therein contained to deliver loyal, docile subjects, who might provide a dependable supply of manpower to supplement the armed forces (2010a, pp. 193-196, 613-616 18; 1977, p. 485; 2002, pp. 54-61) ,
If the obvious cause of Bentham's embrace of duplicity was the continuing threat from revolutionary France, the specific (if undeclared) purpose of the Police Gazette was to defeat the enemy within:
The French may be the most conspicuous, but they are by no means the most determined nor the most formidable enemies of national repose: the most formidable enemies by far which the country has are in her own bosom. Of these the country can not be cleared by any power or by any industry: all that can be done … is to guard the minds of the susceptible and thoughtless multitude against the poisons which it is their incessant endeavour to disseminate. Against dangers of this kind (the source of every other) the force of arms and hands is unavailing: for combating pens or tongues, pens or tongues are weapons altogether indispensable. ([2018] , p. 326 {UC cl. 584} emphasis added)
The vipers lurking in the body of the state were those who had imbibed the democratic and egalitarian ideas popularized by Tom Paine. Schofield notes that one consequence of the French revolution was to delay political reform in Britain 'by delaying the creation and propagation of the utilitarian case for democracy ' (2006, p. 108) . When he finally made that case in private in 1809-it would only be published in 1817-Bentham admitted in a draft passage: 'In the endless catalogue of calamities and mischiefs of which the French revolution has been the source, not the least is that which consists in the severe and hitherto paralizing check given to peaceable and rational reform in every shape imaginable.'(No date. UC cxxvii.
(18 August 1809))
The later Bentham believed that only the systematic exposure of all exercises of public authority to public scrutiny, combined with the institutionalization of dislocability and thoroughgoing democratic accountability, could avert the dangers of misrule. To the Bentham of 1799 however, the preservation of property, and thereby of security, against a radicalized majority of non-proprietors, justified not only the exclusion of the latter from the franchise, but the surreptitious effort to manipulate their moral attitudes and thus stave off mob-rule, 
